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ABSTRACT 



The Naval Facilities Engineering Command is responsible 
for all phases of the life cycle of public works and public 
utilities of the Naval Shore Establishment. This tasking 
includes the authority to contract for services from the 
private, civilian sector, as may be required. Contracting is 
performed through an agent of the Federal government 
referred as the contracting officer. This thesis analyzes 
the experience, education and training criteria found in 
law, regulation, and existing programs in the Government. 
Then, by analogy, it develops a model of standards which 
might prove beneficial to those individuals who will be 
appointed contracting officers for the Naval Facilities 
Engineering Command. The study recommends the use of 

personal qualification standards to guide the military 
officer or civil service employee through a defined proce- 
dure of required training, required experience tours of 
duty, and formal education. It also addresses the issues of 
establishing a maintenance training program and a certifica- 
tion program to provide periodic refresher courses and for 
oversight and review of individual contracting officer 
performance. 
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I. INTRODUCTION 



A. NATURE OF THE PROELEM 



Each of the 26 contracting activities we visited 
displayed similar problems that. coupled with those 
disclosed in other audit agencies' reports, demonstrate 
(1) a wide spread pattern of contract formation and 
administration problems that cannot be considered as 
isolated to a few activities or contracts and (2) a need 
for management to aqgressively bring about 
improvements.... [Ref. l:pg. 26J 



This was the conclusion that the General Accounting 
Office reported from its July 1982 through June 1983 review 
of the contracting functions being performed by the Naval 
Facilities Engineering Command (NAVFAC) . In the latter part 
of 1984, a Procurement Management Review (PMR) team from the 
Naval Material Command (NAVMAT) reported similar findings. 



The PMR Team found the NAVFAC procurement organization 
unlike the procurement organizations of the orher major 
Navy buying commands.... NAVFAC... has placed little 
emphasis on the development of a highly skilled staff of 
contract professionals. The appointment of individuals, 
both military and civilian, to positions where they 
exercise contracting officer authority but do not meet 
the qualification standards for such appointment as set 
forth in FAR 1-603 tends to diminish the effectiveness 
of the EFD contracts division. [Ref. 2] 



The General Accounting Office statement appears to be a 
declaration of failure by NAVFAC to organizationally manage 
its contracting responsibilities; and the NAVMAT PMR team 
finding guestions the contracting officer appointment 
criteria used by NAVFAC. The implications of these findings 
are that grave deficiencies exist in the contracting organi- 
zations and in the qualifications of the individuals who 
execute the contracting responsibility for NAVFAC. This 
research concentrates upon the responsibilities and knowl- 
edge required of the latter area of qualifications. 
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Defense of the NAVFAC organization is in first order to 
assure the reader that general mismanagement is not the 
conclusion which was meant to be drawn. Rather, it is that 
the managers within NAVFAC need to focus more attention to 
this area if the perceived problems are to be corrected. 
The NAVFAC contracting organization might be described as a 
system which maintains only sufficient procurement authority 
at the Headquarter’s level to allow it to become involved 
when a significant problem arises: what many management 

theorists refer to as "management by exception". The execu- 
tion and routine activities take place in the "field" where 
developing managers are in positions of learning-by-doing, 
under the tutelage of an area contracting official. This 
was and continues to be consistent with NAVFAC* s management 
philosophy of centralized control and decentralized execu- 
tion. Management practices are reviewed with the intent to 
minimize micromanagement activity and to pass as much 
autonomy into the field units and activities as is permitted 
by statute and regulation. Such philosophy is exemplified 
in the following statement by the Commander, Naval 

Facilities Engineering Command, in his open letter to the 
Command cd management guidance. 

(On the subject of construction contracting decentrali- 
zation). We must continue our efforts to decentralize 
management control of the contract administration and 
construction management effort to OICCs and ROICCs. I 
want as much authority at the construction site as is 

S ossible to be effectively used, in order that as many 
ecisicns as possible are being rendered at the time ana 
place they are needed. [Ref. 3; pg. 6] 

Before the late 1970 *s, when the majority of contract 
actions related primarily to architect-engineer services and 
construction, the contracting activities in the NAVFAC 
system worked directly for the facilities acquisition (cr, 
new construction) organization. However, with the coming of 
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world-wide physical plant. 



the 1980s and with an aging, 

NAVFAC has realized a greater contracting workload in the 
facility repair and rehabilitation responsibility . 
Maintenance and facilities support contracting (contracted 
efforts for continual maintenance and repair services) began 
to grow at substantial rates, as shown in Figure 1.1 below. 
This growth was driven primarily by the increased emphasis 
given the implementation of the Office of Management and 
Budget Circular A-76, which directs the studies and cost- 
comparisons of Government- versus contractor-performed 
activities of a commercial/industrial nature (such as main- 
tenance and repair of buildings and grounds) . Implementation 
saw labor resources convert from in-house, "blue-collar" 
workforces to contracted functions and to "white-collar" 
contract administrators. Also during this same time period, 
new construction gained significance. As a result of 
facility replacement requirements coming due and a 
Congressional body willing to fund the backlog, new 
construction projects increased. All of this activity 
provided sudden, increased loading on the field contracting 
activities. 

Field staffing new became increasingly important. With 
this added volume of contracting activity, NAVFAC found 
itself initially labor-limited by an inability to hire 
civilian employees or to recruit or commission military 
personnel to oversee the contracting functions. The manning 
solution was to contract for these administrative support 
positions. Of course this action placed an even greater 
burden on an already strained contracting system. Also, 
along with increased contract involvements and actions, 
field activities pressed NAVFAC to relinquish even greater 
decision-making responsibility in order to expedite contract 
problem resolutions lccally. 
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Figure 1.1 Value of Maintenance Contract Awards 
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The ability to actually hire knowledgeable people into 
its contracting activities and then to train the individuals 
in the specialty areas in which NAVFAC procures have become 
the recent and the most urgent issues for NAVFAC. As stated 
in its cwn internal survey, 1 NAVFAC recognized its failings 
and reported: 

NAVFAC is an engineering organization which tends to 
give preference to engineering positions.... 

The Command needs to establish an aggressive program for 
the development of personnel gualified to carry out our 
procurement program. This should include: 

1. The establishment of a career development program 
for FAC 2 procurement personnel. 

2. The establishment of a FAC oriented procurement 
training pregram. 

3. Employment of personnel possessing critical 

procurement skills such as business management, 
accounting, and economics. 

4. Rotating personnel in EFD and ROICC assignments 
to develop in-depth understanding of procurement 
requirements and techniques. 

0 

It is with these stated problems then, that this 

research work is concerned. A rigor and some definitive 
standards are to be sought which will aid the development of 
a procedure to be followed for the placement of "qualified" 
personnel into NAVFAC’s contracting positions. 

B. OBJECTIVES OF THE RESEARCH 

The objectives desired from this study follow: 

1. To examine the feasibility of establishing standards 
of experience, training, and education for the 
contracting officer community of the Naval Facilities 



l A field activity survey was initiated by NAVFAC 
Headquarters Contracts Division (Code 02) to review 
contracting organizations and performances: the survey was 
concluded by March of 1984. 

2 FAC is a shortened version of the acronym NAVFAC. 
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Engineering Command. 

. To support the premise that there exists a need for 
maintenance training as individuals enter and exit 
the contracting functions. 

3. To assess the need of professional certification for 
the Government acquisition community. 

C. METHODOLOGY OF TBI RESEARCH 

The research data collection methods and techniques 
utilized to answer the research questions include: identifi- 
cation and examination of the pertinent literature; inter- 
views of the persons responsible for contracting; and 
interviews of the persons resposible for training and educa- 
tion. The interviews are expected to direct the research 
effort and to raise any additional questions not covered by 
the basic research questions. The basic research questions 
are included in the last appendix. Appendix G, for reference 
of the reader. 
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II. BACKGROUND AND DISCUSSION 



A. FEDERAL ACQUISITION REGULATIONS AS BASELINE KNOWLEDGE 

The Federal Acquisition Regulation (FAR) , issued jointly 
hy the Department of Defense (DoD) , the General Services 
Administration (GSA) and the National Aeronautics and Space 
Administration (NASA) , is the primary regulation with which 
all Federal Executive agencies must comply in their acquisi- 
tion cf supplies and services with appropriated funds. The 
FAR was implemented 1 April 1984 as a simplified. 
Government-wide acquisition regulation containing common 
policies, procedures, contract clauses, and forms required 
for the inplementaticn and execution of Federal laws. The 
FAR, together with agency supplemental regulations, replaces 
previously- issued individual regulations originated by the 
separate agencies (such as the Defense Acquisition 
Regulation) . It expressly precludes agency regulations which 
unnecessarily repeat, paraphrase or otherwise restate the 
FAR. It limits any supplemental regulations to only those 
necessary to implement the FAR policies and procedures 
within an agency or to meet the unique needs of the agency 
which are not covered in the FAR. 

The DoD FAR Supplement is the Defense agency’s imple- 
menting regulation which contains direction for DoD 
contracting personnel with respect to: 1) . the provisions, 
clauses and cost principles authorized for DoD contracts, 
and, 2) . other procedures and actions that must be followed 
in awarding and administering DoD contracts. 

Together, the FAR and DoD FAR Supplement (collectively 
to be referred as the FAR) establish the baseline of knowl- 
edge which is required for all contracting officers who have 
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teen appointed or warranted by the Naval Facilities 
Engineering Command (NAVFAC) . It therefore becomes necessary 
to pursue what. FAR reguires for knowledge before reviewing 
any specific requirements of the Navy and of NAVFAC. 

The general authority and responsibility to contract are 
vested in the agency head. In the case concerning this 
research effort, this is the Assistant Secretary of the Navy 
(Shipbuilding and Logistics) (ASN(SSL)). The agency head 
may establish contracting activities and delegate to heads 
cf such contracting activities broad authority to manage the 
agency’s contracting functions, including the responsibility 
to select and appoint additional contracting officers. The 
contracting activities below the level of ASN(SSL) concen- 
trated upon in this study include Headquarters, Naval 
Material Command ( NAVMAT) 3 and one of its subordinate 
commands, the Naval Facilities Engineering Command. 
£Ref . 4: part 2. 1 ] 

Contracts may be entered into on behalf of the 
Government by contracting officers. It is only these 
contracting officers who solely have the authority to sign, 
administer, or terminate contracts and to make related 
determinations and findings. As such, FAR reguires that 
contracting officers are to receive clear and written 
instructions regarding the limits of their authority from 
the appointing authority, and that their contracting limits 
shall be readily available to the public and to all agency 
personnel. Ultimately, it becomes their responsibility for 
ensuring performance of all necessary, effective contracting 
actions; for ensuring contractor compliance with terms and 
conditions of the contract; and for safeguarding the inter- 
ests of the United States in the contractual relationship. 



3 As of 6 May 1985, the Navy Secretary has disestablished 
NAVMAT, raising NAVFAC to an Echelon Two command, reporting 
to the offices of the Chief of Naval Operations JCNO) and to 
the Assistant Secretary of Navy (Shipbuilding & Logistics). 
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Specifically, the contracting officer shall: 

1. Ensure that all clearances and approvals have been 
accomplished and that sufficient funds are available 
for obligation; 

2. Ensure that all contractors receive impartial, fair 
and equitable treatment; and 

3. Eeguest and consider the advice of specialists in 

audit, law, engineering, transportation and/or other 
fields, as nay be appropriate. [Ref. 5: part 

1 . 602 - 2 ] 

There are many disciplines of professional behavior 
evident in the above FAR performance responsibilities. The 
experience, training and formal education standards that are 
proposed in this study seek to enhance the capabilities of 
the contracting officer to discharge those responsibilities. 
Generally stated, the contracting officer must function in a 
business-like environment; must act responsibly in financial 
matters; must behave professionally and fairly with all 
parties involved; and must be able to effectively manage 
personnel resources in the specialized fields which may be 
called upon in executing contract actions. As an authorized 
agent of the Government, the contracting officer will be 
required to make independent and objective business judg- 
ments for the Government. 

The FAR then continues to cite some generalized selec- 
tion, appointment and termination criteria. These criteria 
are in the form of recommendations to all appointing offi- 
cials, who are the heads of contracting activities, for 
placing contracting officers within their activities. 

1. Selection Basis: 

a) The complexity and dollar value of acquisitions to 
be assigned. 

b) The individual’s experience in Government 
contracting and administration, or commercial 
purchasing or related fields. 
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c) The individual’s education or special training in: 

i) business administration, 

ii) — law, 

iii) accounting, 

iv) engineering, or, 

v) related fields. 

d) The individual's knowledge of acquisition policies 
and procedcres. 

e) The specialized knowledge in the particular 
assigned field of contracting. 

f) The individual's satisfactory completion of acqui- 
sition training courses. 

2. Appointment: Contracting officers shall be appointed 

in writing cn a "Certificate of Appoiitment, " 
Standard Form (SF) 1402 (Figure 2.1), which shall 
state any limitations on the scope of authority to be 
exercised, other than limitations contained in appli- 
cable laws and regulations. 

3. Termination: Contracting officers will be terminated 

by letter, unless the Certificate of Appointment 
contains other provisions for automatic termination. 
Terminations may be for such reasons as reassignment, 
termination of employment or unsatisfactory perform- 
ance. [Ref. 5: parts 1.603-2, -3, -4] 

A knowledge baseline may now be drawn from the perform- 
ance responsibilities and the general contracting officer 
selection criteria recommendations of the FAR. These are 
exhibited in Table I below. For a more comprehensive expla- 
nation of the FAR-imposed requirements for contracting offi- 
cers, refer to Appendix A. 
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Figure 2,1 Certificate of Appointment 



19 




r 



— 

TABLE I 

Knowledge - Baseline Model of the Contracting Officer 



Federal Acquisition Regulation (FAB) recommendations 



I. EXPERIENCE (inclusive of related fields) 

a. Government contracting S administration 

- or - 

b. Commercial purchasing 



II. TR AIN ING/ EDUCATION (incl. of related fields) 

a. Education and/or special training in: 

(1) Eusiness administration 

- or - 

(2) law 

- or - 

(3) Accounting 

- or - 

(4) Engineering 

b. Acquisition policies 5 procedures 

(1) A general knowledge 






B. 1CMA: ANOTHER VIEW 
1 . As sociatio ns 

Within the developing communities of private and 
public contracting, there exist associations of individuals 
who are attempting to place a more professional emphasis in 
these career fields. Many of these associations have had 
significant impact upon those who work in the acquisition 
environment. These associations have set established stan- 
dards of education, training, and experience while others 
have continued into requirements for the successful comple- 
tion of an examinaticn in order to gain a certification. The 
certification is used as recognition of attaining a certain 
professional level. Among the associations sponsoring such 
programs in acquisition contracting are: 
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* American Production and Inventory Control 

Society (APICS) 

* American Society for Quality Control 

(ASQC) 

* American Society for Traffic and 

Transportation (ASTT) 

* National Association of Purchasing 

Management (NAPM) 

* National Contract Management Association 

(NCMA) 

* National Institute of Governmental 

Purchasing (NIGP) 

* National Property Management Association 

(NPMA) 

* Society of Logistics Engineers (SOLE) 

One association in particular has placed major 
emphasis in the contract management career field and has 
continued to pursue professional recognition. This is the 
National Contract Management Association (NCMA) of McLean, 
Virginia. 

NCMA is made up primarily of those who work in or 
around contracts and procurements and includes: academi- 

cians, federal contract specialists, federal contract 
managers, federal prcgram/pro ject managers, their private 
industry counterparts and lawyers. The association has 
developed a certification program to acknowledge those who 
have exhibited and continue to demonstrate a combination of 
education/training, experience, and knowledge about their 
career field. The program has also been adopted by the Air 
Force Institute of Technology, School of Systems and 
Logistics, to recognize DoD military and civilian employees 
who are the practicing journeyman and supervisors in 
contracting, production, contract administration, and 
related fields. 
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2 . Cr iteri a fo r Pr ofes sional Cer tification 



The certification program offered by NCHA dealing 
with the level of knowledge expected of a contracting 
officer is called the Certified Professional Contract 
Manager, or CPCM. The program consists of verification of 
individual qualifications, an examination, and, upon certif- 
ication, continued practice in the field (a re-certification 
process is maintained to assure individual currency) . 
Initially, the applicant must demonstrate the general knowl- 
edge he/she has acguired through experience and the level of 
formal education and training he/she has attained prior to 
being allowed to proceed with the examination step. The 
verification step must reflect the following: 

a) Experience - A minimum of two years of performing 
contracting, procurement or purchasing operations. 

b) Training/education - a bachelor degree or equiva- 
lent formal eduation and a specified number of 
training ccurses from fields of; 

i) General procurement and contracting, inclusive 

of commercial purchasing and state and local 

government purchasing; 

ii) legal aspects of procurement; 

iii) Financial management (finance/economics/ 

accounting) ; 

iv) Production management (as related to procure- 

ment) ; and 

v) Logistics management (also, as related to 

procurement) . 

In developing the knowledge requirements of the 
NAVFAC contracting officer, the NCMA requirements for 
contract manager certification can be contrasted with that 
of the FAB, as shown in Table II . As demonstrated by the 
use of the "and M s and "or"s, the NCMA CPCM certification 
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program presents a much more rigorous and thorough require- 
ment. let a good ccrrelatioc of criteria remains between 
the FAB and the NCMA CPCM program. A more comprehensive 
discussion of the NCMA Certification Program can be found in 
Appendix B. 



TABLE II 

Knowledge fieguired in NCMA CPCH 



I. EXPERIENCE (in clusive of relat ed fields ) 



FAB 



NCMA 



a. 

b. 



Govt contract € admin 
- or - 

Commercial purchasing 



a. Two years contracting 

- or - 

b. procuring 

- or - 

c. purchasing 



II. T BAININ G/ED UCA1I0N (i nclus ive of related fields) 
FAB NCMA 



a. Education and/or special training in: 



(1) Business adnin 

- or - 

(2) Law 

- or - 

(3) Accounting 

- or - 

(4) Engineering 



(1) Production mgmt 

- and - 

(2) Legal aspects 

- and - 

(3) Financial mgmt 

- and - 

(4) Logistics mgmt 

- and - 

(5) Bachelor degree 



b. Acguisition policies & procedures: 



(1) General knowledge (1) General knowledge 
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C. NAVMAT CRITERIA PCR CAREER DEVELOPMENT 



The sole directive which had been issued by the Naval 
Material Command (NAVMAT) dealing with career development of 
the Navy's contracting officers was its Instruction 1543-2C 
[Ref. 6]. The instruction provides for the Navy's compre- 
hensive program for establishing and developing the Navy 
Acquisition Contracting Officers (NACOs) for future assign- 
ment to middle and senior grade contracting management 
billets. Officers are nominated to the program by the Naval 
Supply Systems Command (NAVSDP) Headquarters and all billets 
are centrally established at the Navy Fleet Material Support 
Office (FMSO) at Mechanicsburg , Pennsylvania. Those officers 
nominated report by orders to FMSO but actually perform duty 
at separate activities having acquisition and contracting 
responsibilities. Such additional duty activities include 
NAVSDP and other NAVMAT Systems Command Headquarters (Naval 
Sea Systems Command, Naval Air Systems Command, etc.), with 
the exception of the the Naval Facilities Engineering 
Command (NAVFAC) . 

The thrust of the program is to place responsibility on 
senior reporting officials to oversee the NACO's profes- 
sional development: ensuring growth of the individual as an 
acquisition contracting manager and as a Supply Corps 
officer. NAVFAC does not participate in the program since 
its contracting officers are Civil Engineer Corps officers 
or senior civilian employees who are not directly linked to 
the Supply Corps. These are facilities engineers who are 
involved in all of the tasks related to acquiring new facil- 
ities and to continuing technical responsibility through the 
life cycle of the facility (operating, maintaining and 
repairing) , inclusive of disposal and/or demolition and 
programmed replacement, if appropriate. 
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